There is growing research interest in school inspection throughout Europe, however there have been few comparative studies between Swedish and Norwegian school inspectorates. Such a study is necessary since little is known about how inspection policies are shaped through "governing modes" in the two Nordic countries. This paper explores the similarities and differences between state school inspection policies within the two countries from 2002 to 2012. Based on a rigorous, comparative document analysis of 23 policy documents, a particular focus is given to how school inspection adheres to professional-bureaucratic control as a mode of governing and/or details national expectations through performance audit, potentially intervening into school practices. We demonstrate that even if the cases of public administration seem to be somewhat homogenous from the outside, there is substantial evidence of major differences in the inspection policies of these two countries which can be explored by comparative analysis. Specifically, this paper contributes both conceptually and comparatively to understanding how a study of purposive and evaluative modes of governing can add to the field of school inspection studies.
Introduction
Research on education policy addresses key questions about governing and accountability that target the practices of schools and classrooms. A range of issues are currently under discussion, such as the underlying demands of data-based governance (Grek et al. 2009 ) and how testing regimes create new foundations for top-down "major policy steering systems" (Lingard, Martino, and Rezai-Rashti 2013) . created through the mandate in which public officials make their decisions, prone to legal discretion. However, within a system of the 'evaluative state', not only public officials define policy, but actors and agencies of surrounding environments.
In society's adjustment toward post-bureaucratic governance, Maroy (2012) identifies two alternative models: a) quasi-market regulation and b) the evaluative state.
The term "quasi-market" describes what we are witnessing when the logic of the market enters the public sphere (Rönnberg 2011, 690) . Evaluative and performance-oriented modes of governing are on the other hand not in the least associated with school audit and control. In the neo-institutional public sector, the goal of audit systems as a part of school inspections is to evaluate, and thus control, policy in a particular field, however, which may also imply formal regulation and legal standards. According to Power (1997, 44 ) the "hollowing out of the state" by the New Public Management (NPM) "regime" generates a demand for audit and other forms of evaluation and inspection to fill in "the hole" (Rhodes 1997) . Furthermore, such systems focus on processes which involve either "compliance" or "non-compliance", where the regulative state aims at controlling legal practices (Pollitt et al. 1999; Pollitt and Bouckaert 2004; Helgøy and Serigstad 2009 ).
Furthermore, in a quasi-market system, the state does not retract but it does delegate autonomy to schools, meanwhile upholding control through regulation (Maroy 2012 ). Thus, we argue that inspection includes both compliance-oriented modes of governing as well as performance-oriented modes of governing which are attached to evaluative systems and markets.
Summing up, evaluative policies demand certain regulations, although do not necessarily replace bureaucratic governing. On this backdrop, we raise the following question: Do national school inspectorates in our two case countries focus on "compliance" or "performance", or rather a combination of the two, possibly implying mixed views on what is considered as the best way to steer or govern the educational system? Rather than claiming the existence of single systems of public administration, there seems to be evidence of multiple, overlapping modes of governing in the two countries, expressed into mixed modes, where the emphasis of single modes and their contents varies. How these governing modes overlap is therefore not only a theoretical question, but more an empirical problem for comparative research.
Method and conceptual framework
Within the field of educational leadership, documentary research might be considered primarily as a data collection strategy for case studies, and therefore not seen as a way of examining documents in a historical sense (Fitzgerand 2012) . However, in this paper we argue that historical research methods applied for text analysis may open up the area of policy-making in a new and fruitful way. Texts may be defined as data consisting of words and images which have been recorded without the intervention of researchers (Silverman 2011) . However, it may be argued that many of the policy documents in this study have been, at least indirectly, influenced by current research and thus may be "expert-defined" in a particular sense. Nevertheless, documentary analysis is a form of qualitative text analysis that requires researchers to locate, interpret, analyze, and draw conclusions about the evidence presented (Fitzgerand 2012, 298) . Moreover, policy documents contain both text and actions and cover, therefore, what is enacted as well as what is intended (Ball 1994, 10) .
In this paper, we view policy documents firstly as written texts and secondly as the results of the contexts and processes they are applied to, also attributing to particular roles and functions. Thus, our study is not one of discourse, but based on textual and contextual analysis which includes conceptualizations of realities. Moreover, the goal of this paper is to demonstrate how these different policies have evolved historically within the national context from which they derive and, at the same time, whether they are adjusting to models from abroad by reconfiguring governing modes.
As the analysis reveals, we acknowledge that policy documents may have different functions beyond their formal status, and that one document not necessarily or consequently follows another. Additionally, it should be pointed out that we inquire into how different key policy documents are devised, coupled to political processes, and not directly how they are implemented in local administrations or schools.
Interpreting historical policy documents is a demanding task for a single researcher or even, as in this study, for two researchers. Therefore the textual analysis has been discussed in various moots, aiming to accomplish communicative validity (Grønmo 2004) . Moreover, coherence is ensured through the systematic use of computer analysis (NVivo 10). The general consensus in discussions concerning dataanalysis has been to include a sufficiently wide enough selection of policy documents in order to fully analyze the institutional arrangements behind the configuration of governing modes and the current inspectoral systems in both countries. This strategy is suggested by Ragin (1987) :
Historically oriented interpretive work attempts to account for specific historical outcomes or sets of comparable outcomes or processes chosen for study because of their significance for current institutional arrangements or social life in general. (Ragin 1987, 3) The processes leading to today's school inspectoral systems in Norway and Sweden are in this analysis viewed as a result of certain historical, as well as contextual, circumstances which are significant to the current institutional frameworks in which they exist. By drawing on historical methods (Kjeldstadli 1999) , we view the policy documents firstly situated within their particular national context, and secondly through examining how policy processes have shaped how school inspections are (re)configured over a period of time, from 2002 to 2012, both nationally and in view of cross-national models.
In social science the term "comparative method" is according to Ragin (1987) typically used in a narrow sense to refer to a specific kind of comparison, namely the comparison of large macro-social units. However, the contribution of comparative research is rather to examine patterns of similarities and differences on a meso-level across a moderate number of cases (Ragin and Amoroso 2011, 135) . The comparison in our study aims to articulate the commonalities and differences within and across school inspection systems in the two Nordic countries, where the inspection systems were are studying, are treated as two separate cases. The documents are compared in view of their preferences for compliance-oriented control (purposive) on one side and
performance-oriented control (evaluative) on the other side, relating on modes of governing which works out as an analytical term, and furthermore with regard to the authoritative and operative statuses of the documents, which differ in terms of their intentions but also their roles and functions. Thus, we group our documentation into different text-corpus in our analysis.
From this base, we discuss how the policies might imply modes of governing control, also potentially targeting educational practices within the school context. This might challenge traditional modes of governing within the two countries as well as the boundaries between levels of control within each case, such as the established differentiations between policy and practice. We also see the possibility for increasing similarities between cases as potential implications of merging policies across the cases (Lawn and Grek 2012) . As a matter of fact, comparative studies can in themselves be regarded as creating such emerging similarities. In this case, we will also see our own study as conceivably affecting the future policies of school inspection.
From a methodological point of view, theory cannot be seen as detached from the research methods in question. In our case, the analysis draws upon analytical models from governance research and neo-institutional theory in order to clarify policy as it is expressed in the two countries. By using a theoretical lens, researchers are provided with an overall scope -in our case this enables the study of the (re)configuration of governing modes within school inspection policy (Cresswell 2008).
Moreover, theory also provides ideas of how a conceptual framework can be developed. Among the informative sources used in this study, we refer to a typology developed by Kjeldstadli (1999) which focuses on past and future projections of the research object. The typology is mainly developed for historical examination.
Nonetheless, we argue that it is also adequate for comparing cases with regard to analytical concepts such as performance-oriented auditing, drawn from Pollitt and Bouckaert (2004) .
Normative sources may, according to Kjeldstadli (1999) , either be viewed as a)
evaluative, meaning they intend to tell us (in hindsight) "how things should have been" e.g. through regulation, or b) programmatic, which implies "how things should be" in the future. Additionally, he adds two more categories which are both descriptive: c)
prognosis ("how things may be") and d) narrative ("how things were"), e.g. historical chronicles. A question arises here: What were the initial intentions of the policy-makers when they normatively described control and regulation through legal acts on the one hand, and how does school inspection policy play an evaluative role in reporting on how "things should have been"? Finally, school inspection policies can also be sources which offer narratives and claim prognosis of foreseeing future policy development.
In our study, we expand Kjeldstadli's (1999) original types of sources according to both normative and descriptive assumptions (see Figure 1 below). Documents were examined as to how they normatively and descriptively outlined modes of governing.
First, the theoretical/analytical model ( Figure 1) school inspection by defining which institutions are authorized to take part in supervision and control of the system (Government Act 1998 Sec. 14-1).
In opposition, annual reports on school inspection, produced by experts engaged by the Directorate for Education and Training, are seen as being more evaluative and expert-defined, reporting on "what is accomplished". We view certain documents as typifying the distinction by Kjeldstadli (1999) and thus the theoretical/analytical model presented above, but we do acknowledge the possibility that some documents might serve two functions, thus overlapping each other. This addresses some of the challenges in qualitative methods using theoretical-analytical models: how to define the phenomenon in question and also how to "label" and thus categorize relationships which fit within the theoretical model (see Figure 1 ).
Additionally, it should be noted that the documents, or text corpus ii , in question were uploaded in NVivo 10, in order to facilitate computer-assisted qualitative data analysis (CAQDAS iii ). One of the clear advantages of using computer-assisted analysis is enabling us to structure large amounts of text data, and thus coding pieces of text according to the categories developed in the model outlined above. This may be referred to as theme-oriented data coding, where one has to choose pieces of text data with clear relevance for a certain theme (e.g. "purposive-legal"), and then allocate a certain code to these pieces of text (Sivesind, 1999) . A total of 830 references were identified in the documents and then coded according to these categories (see Table 1 ). Hence, reading of the documents. According to Ragin and Amoroso (2011, 61) , images are what researchers construct when they try to make sense of or synthesize their data or evidence in regard to analytical concepts which are of equal importance.
[Insert In the following analysis we address how school inspection policy in Norway and
Sweden has evolved and changed with regard to a centralized "quest" for governing education in terms of national policies. Thus, our aim is to see how modes of governing shaped the area of school inspection policy during the 1990s and 2000s in the two countries. We furthermore seek to understand how policy within Norway and Sweden is changing with regard to the way a purposive, bureaucratic-professionalized mode of governing (see Figure 1 , left column) interacts with an evaluative mode which can appear in different forms, either more evidence-based or more pragmatic (see Figure 1 , right column). We will give a brief historical overview and report on the main results based on quantitative summaries of the policy documents' classifications (n=830).
Thereafter follows an in-depth analysis of the texts, where we study and compare the three types of sources: White Papers and policy documents, legal statutes and regulations, and finally inspection reports and supreme audit reports from the two countries. Via this method of systematizing observations, we finally make conclusions about the (re)configuration of governing modes in Norwegian and Swedish school inspection policy.
Historical overview of the cases
New governing modes, associated with market-regulation and evaluation policy, were Interestingly, it may be argued that there has also been political consensus in the Norwegian case during the same period, at least when it comes to "strengthening the mode of legal governing" through the inspection process of schools. Tables 2-4 "purposive-legal", but also "evaluative-pragmatic", expressing terms such as "support", "guidance", and "dialogue". Swedish documents in this category express to a greater extent the "evaluative and expert-defined" and the "evaluative-pragmatic".
Results: Similar cases, different patterns
Secondly, through examining regulations and legal statutes, the Norwegian Education Act (1998) predominantly portrays school inspection as being "purposivelegal", focusing on control and compliancy. Legal statutes and regulation from Sweden portray, on the other hand, a more heterogeneous picture, focusing on an "evaluative and expert-defined" mode of governing in addition to "legal-purposive". Interestingly, Swedish regulations (Government regulation 2008 (Government regulation , 2011 are preoccupied, to a great extent, with "what was accomplished", focusing on students' achievement of targets and QAE.
Finally, we also target grey papers, such as supreme audit reports and national inspection reports, in both countries. In Norway, the NIBR reports Klausen, 2004a, 2004b) Training 2012) are preoccupied with the more "purposive-legal" sides of school inspection. In Sweden, the grey papers portray school inspection, to a large extent, as "evaluative and expert-defined", in addition to a "purposive-legal" mode of governing.
[Insert The committee predominantly consisted of wide range of public servants from the state, regional, and local authorities as well as academic experts. The focal point in our analysis of this report is how inspection is conceptualized from a policy point of view. is to control if municipal (business) practice complies with the legal standards set forth in law and regulation. Guidance is not a part of audit" (Ch. 5.3, 42-43).
Although Chapter 1 of the same report reads "the state should ensure guidance in order to further develop production of services and government itself" (The Ministry of Local Government and Regional Development 2004, 12) , the report concludes that guidance should not be part of state inspection. This conclusion expresses the fact that policy frames itself in regards to sector-specific practice, where dialogue is seen as vital in the relationship between the "auditors" and "auditees" (Power 1997) Although the commissioned report, as with the Norwegian case in this period, is not specifically preoccupied with the educational sector, it does outline the guiding principles of school inspection. An important principle of state audit and inspections in general is that their mandates are regulated through "sector-specific" legal statutes, and moreover that each specific form of inspection has designated aims, focus areas, and methods of organization (2002, 12) .
As the report points out, there are many bordering terms associated with inspection, e.g. "surveillance", "compliancy", "monitoring", and "control" (2002, 19) .
However, it is also interesting to notice that the report emphasizes the term "tilsyn", which deals directly with both legal compliancy connected with the purposive sides inspection and "follow-ups", goal achievement through QAE (see top-left and top-right quadrants in Figure 1 ).
Systematic inspections of schools is specifically, but briefly, discussed in First, emphasis is put on students' rights and results: "In order to ensure students' rights and make qualified judgments of school results, an inspectoral authority is necessary" (2007a, 9). Thus, the focus seems not only to be on legal compliancy, but also on evaluation and the effect of schools (upper-right quadrant in Figure 1) . Second, the public report suggests that inspections should target each specific level in the educational system, stemming from each individual school's responsibility to promote knowledge.
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Third, the inspectorate should scrutinize the quality of schools and check whether their legal practices comply with rules and regulations, e.g. The Education Act.
Fourth, a guiding principle is that inspection should be grounded on research-based methods and proven experience (2007a, 9-13). Interestingly, the report refers in several passages to the English inspectorate system (Ofsted v ), in particular to the use of "selfevaluation" (2007a, 12), as opposed to the Scottish HMIE vi , which may have more impact today as suggested by Lawn and Grek (2012, 145-147) .
Even if the commissioned report acknowledged that previous inspections led by the NAE had some strengths, they pinpointed many weaknesses, especially concerning the fact that individual inspection reports varied both in content and in focus and, professionalization of school inspectorates. This is also shown in our quantified analysis (see Table 2 ).
Governing modes through legal statutes and regulation

Norway
In between the large-scale reform introduced during the 1990s and the new policy regime introduced during the 2000s, the new Education Act was launched in Norway.
One of the foremost principles of The Education Act of 1998 is to ensure that:
Education and training in schools and training establishments shall, in collaboration and agreement with the home, open doors to the world and give the pupils and apprentices historical and cultural insight and anchorage.
(Government Act 1998 Sec. 1-1)
Inspection of schools is covered by Section 14 of the act, defined as "State supervision and control" (Government Act 1998 Sec. 14-1). Section 14 states that "The County
Governor supervises the municipal and county authorities' fulfillment of the duties bestowed upon them". The role of the County Governors' Offices is, as mentioned above, to ensure those county and municipal authorities' as well as school leaders' legal practices are in compliance with the law. However, what is also interesting to observe is the following:
The Ministry provides advice and guidance on issues concerning activities pursuant to this Act, and shall otherwise collaborate with municipalities, county authorities and owners of private schools in order to ensure the provision of good and equivalent educational facilities in compliance with statutes and regulations. (Government Act 1998 Sec. 14-2) Thus, normatively speaking, not only should County Governors as government representatives check that these legal standards are applied, but they should also provide, to some extent, guidance in their communication with local and regional authorities. However, as we will see below, the balance of control and guidance is not easy, and has been frequently debated.
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Sweden
In which is aimed at controlling if the institution under scrutiny complies with requirements stated through law and regulations". In other words, "compliancy" is again the key word. Furthermore, the act elaborates on which "sticks" or sanctions are implemented in the case of deviation from law and regulations (2010 Sec. 10-18) . What is also interesting is that "the inspectoral authorities should, within the limits of the inspections, offer advice and guidance" (2010 Sec. 9). Finally, it should be noted that the act calls for quality assessment and evaluation (QAE) of the educational sector and other institutions covered in the act (2010 Sec. 19) , and to a greater extent than the Norwegian case (see Table 3 ).
In 2011, the Swedish Parliament passed a new regulation, SFS 2011:556 ("With Instructions for State School Inspectorate"), which emphasized the aims and "instruments" of the inspectorate. Here the legislative body also added "Authorities should contribute to the development of children and students, as well as the improvement of knowledge/results of the students and adult learners" (Government regulation 2011 Sec. 1). Thus, the fact that regulation and school inspections focus not only on legal compliancy but also on student results, is a new development from the Education Act passed the year before. This we see as a signal for a radical turn towards intervention, where a new evidenced-based policy might affect the inner life of schools.
The first of the two is centred on interview-based case studies in eight municipalities, and concludes that audit (understood as a form of inspection) implies more than merely having a control function. NIBR identify three "inspection regimes", and in the area of education they pinpoint a "regime" of prevention and development built upon dialogue, where there are no clear divisions between inspection on the one hand and guidance on the other (evaluative-pragmatic and purposive-professional).
The second report (Hanssen, Heløe, and Klausen 2004b) , which is a case study of four County Governors' Offices and eight municipalities based on survey and interview data, also emphasizes the need for dialogue between authorities on several levels in the course of inspection. Not only is this dialogue ensured through control and guidance, but also through mutual learning processes and "face to face" contact. At first this seems to support a purposive mode of governing, but also a pragmatic approachpersonalized interaction through decentralized policy (see bottom-right quadrant in Figure 1 ). However, predominantly, the report supports an evaluative-pragmatic approach to inspection, where dialogue and communication are vital, not an evidencebased approach.
Most developed states have a supreme audit body (Power 1997, 44) . Directorate for Education and Training (UDIR), it is clear that there is evidence of widespread deviance from legal standards. We will not go into the scientific validity of the reports in Norway and Sweden for stating such an argument in this paper, however, we acknowledge that the reports about the degree of deviance may be used to legitimate renewal of politics in the area of school inspection policy, thus calling for continued development of the inspectoral regime based on expert knowledge (see upper-right quadrant of Figure 1) .
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National, regular inspections (FNT) in Norway continued in full strength and increased during the period 2010-2012. The focuses of these inspections were predominantly in regards to a specific section in the Education Act of 1998: students' right to a good standard of psycho-social learning and physical environment (Government Act 1998 Sec. 9a-1). Does this increase in inspections reveal improvement in regards to the legal rights of all students? From studying the National Report in 2012 (The Norwegian Directorate for Education and Training 2012), it is clear that the results were quite negative. However, the report does claim that its overall impression is that schools, local authorities, and regional authorities had improved compared to previous reports. Thus, the policy seems to argue for upholding rather than to decrease national school inspection, conducted by the County Governors' Offices.
Sweden
In the case of Sweden, which Lindgren et al. (2012) Their main slogan became "The NAE inspects in order to improve" (The National
Agency for Education 2005, 7). Although school improvement seems to be in focus, control is the means by which development/improvement is facilitated (Lindgren et al. 2012, 577) . Finally, it is important to emphasize that the document communicates certain inspection standards which the inspectors use in their assessments; these are based on, for example, "individual student support", "learning outcomes and student assessment", and "leadership and internal municipal communication".
In other words, 2005 seems to mark a clear "step-up" by central authorities on the professional-bureaucratic and political levels, "tightening the grip" through intensifying and professionalizing school inspections. Not only was the NAE looking to control schools' compliance to rules and regulations, but also to "purposively" project "what should be", as well as "evaluatively" communicate to schools "what is accomplished" (top-left and top-right quadrants in Figure 1 ).
The supreme audit body (Power 1997) Similarly to the Directorate for Education and Training in Norway, the SSI reports annually to the government, and these reports focus on summarizing and analyzing results and experiences from school inspection and quality assessment.
Within the limits of this paper, we will not refer to all four reports, but briefly focus on the most recent (The Swedish School Inspectorate 2012). According to the SSI, the fiscal year of 2011 may be summed up in a few key points in the report titled: "A school with confidence lifts all students".
The report claims that numerous schools lack the knowledge of how to ensure individual support to all students and lack the ability to sufficiently communicate student development to their parents or care-takers. Furthermore it identifies failure in systematically evaluating student aptitude and progress in all subjects and deficiencies in preventive work against offensive behaviour. Finally, the report highlights that school leaders lack sufficient support from local authorities (The Swedish School Inspectorate 2012, 6-7). It is not our aim to regard these reports as having the same "authoritative voice" as policy documents with regard to a professional-bureaucratic mode of governing, such as official reports, but they do offer an overall picture of how the SSI views schools which have been recently inspected. In this case they may possibly influence the inspectoral system to become more evidence-based. calls for professional-bureaucratic steering through legal norms and concludes that guidance should not be a part of inspection policy. However, it does not exclude a discussion of the role of dialogue between the "auditors" and "auditees" (Power 1997 ).
In the Swedish case, the picture is more heterogeneous, projecting more multiple following the report in 2007, which calls for not only purposive modes, but also highly evaluative approaches to school inspection.
Thus, comparing the two cases, we find that both of the countries express the call for purposive, legal-professional modes of governing, but in the Swedish case the quantified section of our analysis demonstrates that evaluative modes are far more strongly stressed (see Table 2 ).
Our analysis of the Education Acts concerning inspection of schools in both countries, as well as regulations in Sweden, demonstrate that both cases are highly compliance-oriented, focusing on to what extent schools comply with regulation, which is linked to purposive modes of governing. Interestingly, it should be noted that the term "tilsyn" is used in the Education Acts as well as key policy documents in both countries, even if the SSI focuses on "inspection", "QAE", and "investigation".
As we have demonstrated, the Norwegian Education Act (Government Act 1998
Sec. 14-1) regulates how school inspection is projected in the law, where "the County Governors' (main) role is to supervise to which extent school owners and schools comply with the legal demands stated in the Education Act". However, as we have seen, an interesting detail in the act is that not only should authorities at the regional government level control local authorities' legal practices, but also "provide advice and guidance pursuant to this Act" (Government Act 1998 Sec. 14-2).
In "what should be", being both evaluative and purposive-legal (see Table 3 ). On the other hand, the Swedish reports include a different approach, emphasizing "what was accomplished?", not only evaluating processes but also "giving direction" by being to a great extent purposive-legal and evaluative-expert-defined modes of governing (see Table 3 ). However, there might possibly be an eminent shift towards "equality, quality, However, it is not possible to make this conclusion through our analysis alone.
As highlighted above, our study concludes that different governing modes (Maroy 2012) indirectly define how school inspection is carried out (Figure 1 ). While in Norway governing has focused on legal and pragmatic approaches, Sweden has additionally emphasized professional and expert-defined approaches as well as regulative modes, which potentially intervene into school practice on the meso-level.
A possible future scenario is the additional merging of inspection regimes across the European realm, also between the Nordic countries. There may be recent signals from Norwegian central, as well as regional, authorities of a desire to "transform" the way in which school inspections are conducted, possibly to adapt to a wider "transEuropean" and, more specifically, Swedish context (Lawn and Grek 2012) . However, we argue that even if the "Nordic model" of public administration seems, from a distance, to be somewhat homogeneous, there is substantial evidence of major differences in the inspection regimes of these countries. Thus, the two states seem to sustain their roles in Europeanization processes formed by expert-networks and international institutions. What lies in the future is more or less impossible to predict, however we cannot rule out the possibility of a convergence between the two Nordic systems of school inspections.
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